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METROPOLITAN PROCESSES: AN OVERVIEW*
Philip H. Ennis
In this brief review of some of the major social developments
in the metropolis, two important difficulties should be noted at the
outset. First, the subject is so vast and has been studied by so many
different kinds of specialists that there is little standardization of
concepts and generalizations. I can give, therefore, only a partial
view of the scene, indicating the variety of approaches to metropolitan
problems.
Second, even if we were able to assimilate all the perspectives,
the implications for policy planning are far from clear. There are
too many contingencies open; there are too many voices demanding
their own solutions. The situation is too fluid and too diverse. In-
deed, a major conclusion I have come to concerning the future of the
metropolis is that each situation is different; the diversity of history
and the present variety of population, social organization and econom-
ic base is so great that generalizations as to social processes in the
metropolitan areas have to be at such a level of abstraction that they
are likely to be of little help in concrete planning. They can provide
at best a general orientation for policy planning. At worst, such
generalizations floating above everyday practice can become a screen
for mindless, short-termed expediency. Later in this paper I will
discuss, as one of the metropolitan processes, some related problems
of decision-making in the planning field.
Before we focus on the metropolitan region, however, there are
some general social trends and processes in the nation as a whole
which might be useful as background for understanding what is hap-
pening in the great urban centers.
The first and most general of these processes is the perma-
nence of change in American life, stemming in large measure from
the tremendous growth of science. The institutional complex we call
science is impelled continually to challenge previous ideas and prac-
tice. As scientific methods reach into the professions, industry, in-
deed every aspect of life, then more of our lives will be subject to its
consequences and continual change. Several other structural features
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of our society make for rapid, and in large measure, unpredictable
change. One is the fact that there is free or nearly free market com-
petition in many areas of life, in addition to those commodity markets
we generally think of as being highly volatile. The result is that when
the better mouse trap is invented the old one very quickly becomes a
museum piece. The way Midway Airport in Chicago went from the
busiest in the world to a deserted lot in less than a year after O'Hare
Field opened illustrates the point. The aggregate effect of each air-
line's competitive fears had the inadvertent effect of almost totally
retiring a facility that could have sustained at least a major part of
the traffic, but there appears little allocative balance. I do not know
why it is the case, but this kind of market situation tends to be all or
nothing, feast or famine. An analogous firestorm effect occurs among
competitors of different kinds, be they cities, schools, hospitals, or
the like. If one unit tries a new process and it is successful, there is
a rush among all the units to catch up. Thus, for example, in educa-
tion there has been a succession of innovations that have swept school
systems like waves over the past half century: the teaching machine,
the language laboratory, and reaching back a little in time, the text-
book. It is difficult, therefore, to know in advance which change is
going to make a difference. Some innovations will catch on immed-
iately and totally, others will encounter great resistance but slowly
spread, still others will be stopped dead in their tracks before they
really start. Why this should be so is a great puzzle. One kind of
answer will be suggested below.
Another basic feature of American society that makes it so
prone to restless change and a sense of rootlessness is our separa-
tion of generations, both spatially and in terms of personal interac-
tion. This is most visible at early and at old age levels. An instance
of the effect of such generational segregation occurred in the recent
history of popular music where, for reasons too complex to go into
here, the previously non-age-graded white popular music of the na-
tion within the course of a few years had been sharply differentiated
into teen-aged rock and roll, definitely in counter-distinction to
grown-up music. This upset then proceeded within five years to de-
stroy long-standing barriers between regional and ethnic, mass and
minority musical forms. We thus now have such a semi-homogenized
melange of musical styles as to guarantee a future of unstable combi-
nations and recombinations appealing to audiences who themselves
are undergoing complex taste realignments. At the other extreme of
the life cycle, the segregation of older people into "golden-years"
colonies, be they homes, cities or indeed whole regions, further
separates the young generation from the old. It will be recalled here
that one of the most plausible explanations of the conservatism of the
French peasantry has been the fact that the children are in the
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company of the grandparents while the mother and father work the
farm and worry about the daily struggles of land, money, and markets.
This skip-generation education imparts a set of values and perspec-
tives one generation behind the immediate practical demands of every-
day life. If the young depend on the society of the present generation,
as they do with us, the past does not reach as immediately, and as
strongly. This issue is related to one of the most important contro-
versies that exist in American culture, a controversy that stems from
the intersection of two other very general trends at work in the so-
ciety. The first is a continued and accelerating emphasis on personal
achievement as the basis for distributing the rewards available in
society. Achievement calls for specialized competence, and this in
turn means formal education. The scope of educational growth is seen
in the following figures, showing the economic side of the shift.
TABLE la
EXPENDITURES FOR EDUCATION; 1910, 1960
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There are complex and explosive implications in this growth.
First is the increased public, that is governmental, involvement in
education at all levels, especially at the Federal level. It ranges
from the school lunch program to the support given for building
medical schools and laboratories. It includes the collection and dis-
semination of all kinds of statistical information and it supports vast
research efforts both in schools and about schools. The public com-
mitment to education is seen in the fact that only 38 percent of en-
rolled students in 1900 were in public schools, but by 1960 this figure
had risen to 58 percent. The Federal stake in education, as measured
in dollar terms is shown in Table 2 below.
TABLE 2a
FEDERAL SUPPORT OF HIGHER EDUCATION
been called "style* issues.*4 Thus the politics of education has
become a major part of all contemporary domestic politics.
This brings us to a second major trend in American life, which
is very general and diffuse and has implications too extended to com-
press easily at the moment. It is the continuing, restless development
of our social identity. There are on-going changes in the ways Amer-
icans define themselves. The boundaries of social homogeneity and
diversity, in other words, are undergoing steady change. At one time,
for instance, if you knew a man was Irish and from Boston, you could
predict a great deal about his social class, religion, education, and
more important, his politics, his friends and enemies; in short, a
great deal about his attitudes and behavior. And if a person's self-
identification is in large part determined by these group affiliations
and preferences then our national identity is certainly changing, for
the correlations among such background characteristics are declining,
as is their ability to predict behavior and preferences. There is
moreover a great deal of diversity as to what should be the important
boundaries dividing self from others, and one community from the
next. The tendency is for likes to cluster together, defining them-
selves by the bases of congregating, and most decisively, trying to
pass on to their children the bases of their self-identification and its
advantages, be it money, family position, or ethnic tradition. In this
effort, a major weapon is the local control of the schools and all sorts
of strategies to keep its doors closed to "outsiders."
Thus the great national commitment to achievement comes into
conflict with the slow process of reshaping the lines of American
identity. And this conflict, while occurring at all levels and areas of
the nation, is concentrated most explosively in the great metropolitan
centers, where too often the racial aspect heats up the clash to an
even higher point. What emerges is a set of conflicts at one time lo-
cal, now on a national level. We will describe some of these conflicts
in the discussion of metropolitan trends.
The first point is that a great number of things have converged
to give metropolitan problems new visibility. The great urban center
now appears as the new locus of action on the American scene, one
that will probably rework the master images and ideals that have un-
til recently been largely rural and small town in origin.
A significant threshold was crossed in this process when the
Supreme Court entered that previously avoided "political thicket,
legislative reapportionment,
" and when the Congress authorized a new
Cabinet level Department of Urban Affairs. Thus the Federal power
*" Position" issues involve material interests, e.g., Taft Hartley and
price control. "Style" issues vary considerably from place to place
and time to time, generally involving ethnicity, religion, and racial
themes.
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and the Federal dollar are committed emphatically to the metropolitan
area as a major political unit. Despite the difficulties, that unit now
has more leverage to carry out its programs than ever before, and
neither the recalcitrance of the still rural-dominated state legisla-
tures or a change of party in the White House is likely to stop the
process of metropolitan development.
A few gross facts about the metropolitan area should be kept in
mind. In the sixty years from 1900 to 1960, the population of the
United States has shifted from about one-third in the metropolitan
areas and two-thirds in smaller cities and rural areas to the reverse,
two-thirds in metropolitan areas and one-third in the rest of the
country. Yet there has been a remarkable stability of population
density over that time within the smaller metropolitan areas in the
first ring of counties as well as in the second and remaining coun-
ties. 5 This means that the metropolitan area grows by a steady
spread of intensive land use into the more remote parts of the
country. The much feared human sardine packing does not appear to
have happened, but we do find persistent border clashes over political
readjustment of boundaries, the redistribution of land uses and reve-
nues as the city moves out and bumps up against the surrounding sub-
urbs and smaller satellite cities, and as the movement of people
continues as unevenly as it has.
It is this uneven distribution of population movement and its
coincidence with the unequal distribution of educational resources
that is the basis of many of the city's problems. During the past
decade the white population of the nation's central cities increased by
only 5 percent while the corresponding non-white population increased
by 51 percent. In the cities of the Northeast this difference is even
more striking, for whites in these central cities actually decreased in
number."
There has been a steady movement of Negroes from the rural
areas of the South to urban areas, almost entirely the great metro-
politan areas of the North and West. Given present rates, ultimately
up to eight out of ten Negroes will live outside the South. In these
metropolitan non-southern communities the educational level of the
Negro is still low, with over' 50 percent never having attended high
school. The overall educational attainment of the Negro is a mixed
story of rapid catching up and of continued frustration. The data in
the following table illustrates its complexities.
Between 1920 and 1940 the rate of gain by young Negroes was
more rapid than it was for whites, and they had especially caught up
at the college level. Yet one wonders how meaningful these figures
are given the generally acknowledged low quality of the all-Negro
small college. Still the gains are impressive as omens of the future,
since this kind of approximation of equalization does not at all obtain
TABLE 3a
EDUCATIONAL ATTAINMENT
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Harlem]; then he sits five more years in school and his I.Q. is the
less for the experience of education."**
The problem of quality education in the metropolis, then, is a
central one for the schools. There are in addition, however, secon-
dary consequences for a whole series of other adjacent institutions
including libraries, social welfare and service agencies, the profes-
sional associations, and even industrial and business corporations,
all of whom have to worry about training and retraining a work force
capable of staffing the new technology, who will read the millions of
books coming from the publishers, and who have to learn to keep out
of trouble. This trouble is, of course, the result of many different
things, including the streams of migration mentioned and the diffi-
culties of creating high level educational institutions capable of
matching the needs of the population.
It must be recalled that there is a higher rate of unemployment
among urban male Negroes than almost any other group. This situa-
tion threatens serious, even dangerous, problems since most of the
immigration to the city is by young people, the best educated as well
as those from the deepest parts of the South. These are explosive
ingredients. Yet as the urban Negro finds better places in the work
force, as he seems to be doing to some degree, the demand for better
housing will increase. Horace Hamilton concludes from these demo-
graphic facts that the old corporate limits of Northern and Western
cities cannot hold the 8.3 million Negro migrants predicted to arrive
in the period 1960-80, and that the almost inevitable movement to the
heretofore white suburbs will create great strains on community
leadership at all levels of government.
Before we proceed, this point should be made: in spite of the
racial problem, and all the other ones as well the great metropolis
works. It provides a living and a good one at that for millions; it
has not choked itself to death by its own traffic or its own polution
of air and water; it has not turned its residents into anonymous and
rootless neurotics. The family is still strong, children are getting
educated, culture and industry flourish. I do not want to appear polly-
anna-ish; but since I think the human species operates at something
like a 2 percent level of efficiency at best, the metropolitan complex
does not appear to have slipped very far beneath that minimal
standard.
This is very much a global generalization, its utility being pri-
marily anxiety reduction. Let us proceed then with a more detailed
review of what is happening to the great cities, insofar as we can
generalize from this middle distance.
Hans Blumenfeld reports on the trends in the major ecological
and functional aspects of the metropolis as follows: the central
business district is, by and large, holding its own as a dominant focus
of activity even in spite of some tendencies for some metropolitan
areas to develop strong specialized satellite subcenters. Moreover
the power of the central business district is seen in the failure of the
much hailed and much feared Eastern megalopolis (stretching from
Boston to Washington) to materialize; each of the major cities ap-
pears to be holding its own suburban rings within its orbit.9
There are continued changes within the central business dis-
trict toward stability of boundaries and land use, and a gradual dif-
ferentiation into more specialized and complex functions. Thus
industry, warehousing, and those white-collar businesses not based
on local contact are moving out, increasingly replaced by professional
business and governmental services with their secondary and tertiary
support facilities. The implication for libraries here is clear; more
special information services are in fact appearing within these com-
plex organizations, and the reliance on public and semi-public libraries
in the central city for specialized information is clearly increasing.
A second major function of the city, manufacturing, has in-
creasingly moved out of the central part of the city. Automation, cost
differentials and the increase of parking and expansion space have re-
sulted (and also caused) the manufacturing-land-use per worker to in-
crease in the modern factory one hundred-fold compared to the old
loft sweat shops. The central city, therefore, cannot contain manu-
facturing plants and its in-and-out movements have affected the
largest user of urban land-housing-in a dramatic fashion.
Indeed, housing is most in trouble. Segregation, slums, the
movement out of slums into the suburbs, the travails of urban renew-
als, and the battles of suburb against suburb and suburb against city
are the hot spots of the cities' problems. They are caused by all the
diseases of the cities, yet they can be seen as the struggle for personal
identity. Scott Greer suggests, for example, that the reluctance of
suburban communities to affiliate with the central city, except on the
most limited fashion, stems from their desire for local control. 10
Residents of a suburban community cherish their localism and control
of schools and other services which influence entry into the area in
order to define themselves as a certain kind of person, and to pass on
that identity to their children. Large bureacracies operating, as they
should, "sine ira et studio," when armed in addition with an egalitar-
ian ideology would defeat such protectionist defenses of local
interests.
These trends appear to varying degrees in the great city. But
the metropolitan areas are diverse, varying in as many ways as can
be imagined. With respect to population movement, for example,
Leo Schnore has shown that in some cities the upper and the lower
socioeconomic groups are left in the city while the middle class moves
out to the suburbs; in other cities, the reverse is true; in still
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others, there is an homogenization of the various social classes
throughout all sectors of the metropolitan region. The monolithic
image of the impoverished Negro inhabiting the central cities without
skills and resources to run it while the middle class community lead-
ership Cadres trivialize their talents in local suburban games is thus
an overstatement, and a falsification. It is the responsibility of the
administrators in each metropolitan area to get the facts about their
own city straight; national stereotypes are worse than useless. If
these administrators are involved in the book business, either as
librarians, educators, or some other kind of bookseller, they had
better pay attention to the variation in the way a community allocates
its book dollars. Communities differ considerably not only in the
total percentage of income put into books, but also in the allocation of
these dollars among the many ways books can be secured. To illus-
trate, I include a table showing the rank order of about forty cities in
book resources, including public libraries, academic libraries, spe-
cial libraries and bookstores. The data for these rankings have
been carefully put together from a variety of previously published
and newly gathered statistical sources.
There is an impressive amount of absolute variation among the
cities in their different facilities. The provision of library books per
capita, for instance, varies from 3.4 in Cleveland to 0.5 in Houston.
In Gary-Hammond there are 48,300 people for every bookstore, but in
San Francisco there is a bookstore for every 6,400 people.
TABLE 4
BOOK AVAILABILITY-RANK ORDERa
(Lowest Number Means Higher Availability)
Cities in Order
of Population
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TABLE 4 Continued
Cities in Order
of Population
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More significant than these variations, however, is the patterning
of bookstores and the different kinds of libraries. By inspection alone
it is not clear what their interrelations are, so the next table shows
the rank order correlations.
TABLE 5
BOOK AVAILABILITY-RANK ORDER CORRELATION*1
Type of Outlet
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made in the political give-and-take of dividing up the municipal
revenues, no rational formula as to the optimal allocation can be given.
Librarians, educators, and booksellers have to decide what to do and
what to fight for on the basis of what is in fact happening in their
communities and how it fits in with their objectives. They not only
have to take into account the present patterning of book sources and
their present use, but also they have to understand the characteristics
of the population to be served, its mobility trends, and its likely
educational gain, for there are still great differences in the use of
print as a function of income and education. The table below, taken
from a recent survey, shows dramatically how much difference these
factors do make in book and magazine reading.
TABLE 6
EDUCATION AND INCOME DIFFERENCES IN
BOOK AND MAGAZINE READINGa
(NORC, Adult Education, 1962)
INCOME-EDUCATION INDEX*
Read
Magazines
Yes
Read Yes
Books 17
91% 9% 100%
(93)
Read
Magazines
Yes
Read Yes
Books
2
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Education
34
TABLE 7a continued
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the pattern of expenditures as a function of place of residence includ-
ing reading expenditures.
This point calls attention to another major trend in society that
is of great significance, both in the metropolitan region's center and
its suburban periphery. A great homogenization of cultural tastes is
occurring. If, as noted above, there is a weakening of the correlations
connecting background characteristics to attitudes and behavior, then
there is a related trend of mixing and resorting of all kinds of cultural
tastes that had previously been segregated. This is most true along
the traditional brow line. There is solid and repeated evidenceH that
highbrows are participating in middle-and lowbrow culture, and in
absolute terms, a surprisingly large number of lowbrow people (as
predicted by educational level) are participating in middle -and high-
brow activities. While it is probably an overstatement to say there
is a full two-way street, it seems unmistakable that the participants
of minority and so-called "refined" arts are also watching television
and reading the popular magazines and trashy novels to the same ex-
tent as the rest of the population. An important implication of such
cultural blurring is that more and more sectors of so-called high art
are drawn into a market situation where the search for the hit book,
the smash musical, or the latest word in painting or composition
threatens to overwhelm the more normal, and slower processes of
cultural interchange. Even worse is the rapid expansion of an audi-
ence for these forms, too rapidly to build the critical standards of
judging the products on their own intrinsic terms. It is the maintenance
of these critical standards on the part of an independent audience
that constitutes the grid in the cultural ice cube tray. Remove it and
there is an uncontrolled sloshing about, where fad and fashion run
riot over the orderly transmission of a cultural heritage. The prob-
lem is who should teach these standards: the family, the school, the
creators themselves, or, for those cultural forms lucky enough to
have them, the critics? Concretely, how should the library, the
schools, and the literary marketplace allocate the tasks of creating
a new generation of readers and establishing their tastes?
This problem of task allocation brings us to a related trend in
the metropolis, the analogous ceaseless shift of task allocation among
occupations and of functions among the various civic service institu-
tions. Part of this shift comes from the constantly changing size of
units; some things are getting bigger, some smaller. Some services
tend to get more local, others tend to assume a city-wide, even re-
gional boundary.
What, for example, is the optimal size of a library or a school
system ? By and large there appears no good yardstick that can be
applied to all cities. There appears, however, a consensus with re-
spect to education. Consolidation into larger units has proceeded
steadily; from 1950 to 1960 the number of school districts in the
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country has declined from 84,000 to 40,000. Apparently there are
genuine economies of scale in the larger unit. With respect to li-
braries, the same logic applies. The ALA has often estimated mini-
mum sizes of libraries, beneath which it appears a waste of dollars to
bother. Yet from 1931 to 1961 the number of separate library admin-
istrative units has increased by 25 per cent, and most of them are
small. This is the price of suburban localism. It will take political
planning by some virtuoso to turn this tide and find the right way of
organizing the library resources into efficient units.
The most important of these structural changes is in the nature
of the governmental structure in the metropolis. Banfield and Wilson,
in their comprehensive evaluation of what is happening to city politics,
summarize their finding as follows. There is a
. . . shift from a predominantly lower-class to a predominantly
middle-class political style . . . the middle-class ideal sees local
politics as a cooperative search for the concrete implications of a
more or less objective public interest, an interest of the community
"as a whole." . . . The logic of the middle-class ideal implies also
certain institutional arrangements (nonpartisanship, at-large elec-
tion, the council-manager form, master planning, and metropolitan
area organization) ; particular regard for the public virtues of
honesty, efficiency, and impartiality; and a disposition to encour-
age the consumption of "public goods" like schools, parks, muse-
ums, libraries, and, by extension, urban renewal. In general, the
tendency is toward what Benjamin DeMott has called "an apolitical
politics, partyless and problemless.H. . .
The old style politics of the boss and machine is, and no doubt
will remain, highly congenial to the lower class. However, the na-
tionally growing middle class has shown that it will use its control
of state and federal governments and particularly of law enforce-
ment agencies and of special districts within the metropolitan
areas to withhold the patronage, protection and other political re-
sources that are indispensible to the growth of political machines
in the central cities. This means that the lower class will have to
play politics of a kind that is tolerable to the middle class or not
play it at all. 12
The result of this shift in political structure has been the crea-
tion of a power structure comprised of a series of interlocking, but
not fully harmonious or integrated elites. Businessmen, professionals,
"social leaders," civic organizations, ethnic and labor associations,
religious and racial groups, all these and others have special areas of
leadership and dominance.
There are various collations of these forces at given times in
particular places on specific issues, but as yet there is little known
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about the general distribution of these patterns in the major cities,
since community power studies have been done in only a few areas.*
Banfield and Wilson observe that as the middle class groups
take charge, they will increasingly rely on national "experts," such
as bodies like the International City Manager Association and the
American Institute of Planning and Redevelopment Officials. Yet the
advice of the national experts is not likely to be followed too closely
because of the local pressures and general recalcitrance of the politi-
cal process in a city. Thus, for example, all kinds of national experts
have advocated some form of metropolitan government as a solution
to the multiple and overlapping special district tangle. Yet Scott
GreerlO has shown dramatically the difficulties in achieving this
metropolitan kind of government . In fact, only Miami and Toronto
have accomplished this effectively. In the other cities that have tried,
metropolitan government was defeated for a variety of reasons,
among them the organized opposition of those who had local autonomy
to lose
; that is, of course, the same process discussed earlier, a
defense of identity, here defined in spatial terms.
The process of institutional change also applies to education
and libraries, health facilities, and almost every other organized
social effort to meet metropolitan needs. Institutions try to organize
themselves to meet a certain array of needs for a given clientele
distributed in a given spatial pattern. After a time, the people change
and move, and their needs change so that at a later time the cluster of
social attitudes and practices and real estate of the institution no
longer fits the needs and the location of the people. Change is imper-
ative if the institution is going to survive. Institutions can be by-
passed; witness how the old Mechanics Institutes and the Chutuquas
vanished when other educational and leisure forms arose which were
more suitable.
Today, discussions of educational parks and community informa-
tion centers from the side of organized (and federally supported)
government threaten to outflank the traditional school and library
concepts. There is a flanking movement from the other side as well.
To many urban activists, especially those interested in the culturally
disadvantaged, the school and the library are too massive, too unre-
sponsive. Therefore a rash of experiments has appeared, attempting
to create an institutional form that meets the educational and reading
needs of the people who regard the school and the library as a middle
class domain. It is too early to assess the success of these
movements the volunteer study center, the student tutoring projects,
*The Banfield and Wilson book mentioned above, which draws on
studies of the political process in a large number of cities, is
an important exception, one made possible by the MIT-Harvard Joint
Center for Urban Studies.
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the so-called freedom schools, the store front libraries, the semi-
amateur adult retraining centers, etc. but their presence and growth
clearly indicate an important gap in the functioning of the school and
the library.
There is no single or simple remedy, of course; just as the
profession of librarianship is in the process of reintegrating itself
with information retrieval and documentation, specialties that still
threaten to fly off by themselves as separate subprofessions, so too
will librarianship probably reach out to enfold or join the leading edge
of the experiments seeking new ways to bring books to people . Let
us hope that the embrace will not smother them.
The metropolis is a restless and an untidy place. The burden of
institutional survival therefore is on the local leadership. If full
rational behavior in establishing institutional objectives, assigning
priorities to them, and assembling and assigning resources for their
realization is not possible, as Braybrooke and Lindblom claim, 13
neither, it seems to me, is their strategy, called "disjointed incre-
mentalism." This approach seems to boil down to doing very little
at the edges that seem least dangerous. My own view is that library
objectives are multiple and different. Some priority of objectives
seems imperative, and then the task is to employ the strategy of
specialization to the fullest; making a given branch library a minia-
ture and inevitably weaker version of the main seems a waste of re-
sources, and including a vast range of nonliterary materials in the
library's collections may undercut its main purposes. Concentration
on a few tasks is more realistic than trying to do everything, espe-
cially when that "everything" is formulated in terms of a nineteenth
century idelogical stance of providing all kinds of books to all kinds
of people. Each city, moreover, has to explore its own situation and
come up with its own agenda.
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